Abstract
Introduction
Research in the last two decades on police co-operation has focussed on two domainsinternational co-operation and its connections to transnational policing; and the processes and challenges encountered on the path to a common Europe.
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In sum, we argue that the historical evidence from Australia suggests that the emergence of police co-operation within national boundaries is likely to replicate the patterns observed in the development of international police co-operation across the late nineteenth and early twentieth Much less attention has historically been directed at the challenges of police co-operation in federations or within the boundaries of nationstates with multiple police agencies. Yet police co-operation and the harmonization of laws are perennial issues in federations as much as in regional and international domains. In this article we examine the origins of an institutional approach to the problems of policing within a federation. In Australia the police commissioners of the various jurisdictions have been convening in a national forum for more than a century. The genesis and context of their first meeting for the advancement of police co-operation is the subject of this article.
centuries. The history of police co-operation of the kind that has supported the development of Interpol and Europol is now well understood in its general outlines.
2 Deflem in particular has highlighted the conditions necessary to the development of cooperation. In a Weberian argument critical of state-centred or economistic accounts of the development of international police cooperation, he stresses the importance of bureaucratic development of police forces as autonomous organisations that became capable of policing actions independent of state direction.
At the same time his detailed study of these developments in the nineteenth and twentieth centuries leads him to insist on the vulnerability of international police cooperation in the face of paramount national interest. These authors and others have also highlighted the importance of cooperation as a response to political security threats.
3
What is less developed in the literature on the growth of police institutions is an understanding of the mechanisms, objectives and resistances to police co-operation at levels within nation-states.
How do these theses from the historical study of international police cooperation apply in understanding police cooperation at the sub-nation-state level? After all, there are very many nation-states which are federations or have policing arrangements which distribute policing functions across a number of jurisdictional levels. In this regard the long history of organisations and mechanisms that have sustained police communication and co-operation since the beginning of the twentieth century deserves investigation and reconstruction.
Within states, rather than between them, the problems of police co-operation have historically presented themselves very differently according to the sovereign and constitutional arrangements 2 In addition to references in fn. , 1836 -1916 (Netley, SA, 1987 , p. 226; Clyne's note is a rare acknowledgement of the existence of the conference: 'an important development in the history of Australian policing, providing police chiefs with a forum to discuss a wide range of subjects of mutual interest and to develop closer co-operation.'
As we will see, their agenda was well developed and their deliberations substantial. In its origins (1930) (1931) (1932) (1933) (1934) (1935) (1936) , the Conference has met annually since that time. In more recent decades the Conference has been supported by a
Secretariat and has developed a capacity to direct collective initiatives under the umbrella of interAs we will see, the Australian
Conference was both more and less than these -more by virtue of its bureaucratic mandate, less by the constraints that this characteristic imposed.
governmental co-operation. In its earliest years the Conference members were the State (Bowen Hills, Qld, 1992) system of prisoner identification, involving anthropometric measurements, that was later replaced by fingerprinting. In the mid-1890s the NSW government attempted to gather support for the general adoption of 'bertillonage' in the Australian colonies, for the express purpose of establishing a 'uniform system for the registration and identification of habitual criminals'. The proposal was recognized as one involving 'Federal interests' and was promoted as such by the NSW government.
The system was however expensive in administration compared to photographic documentation, a difficulty standing in the face of its general adoption in 1895. And it was certainly another kind of interaction with the penal apparatus of the French empire that prompted Parry-Okeden into discussion with his fellow commissioners in 1901 about the new technologies of identification that were being developed in Europe.
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Parry-Okeden's meeting with Fosbery was more than a courtesy call. Shortly after the meeting, and while he was still in Sydney, Parry-Okeden wrote to Fosbery recording details of the extensive subjects covered by their meeting and matters that still required clarification. The very establishment of the conference was a significant moment in post-federation governance.
More than most other areas of domestic policy, policing interests were likely to involve crossjurisdictional issues. Other domains of government in the 1900s, such as hospitals or education, were jealously guarded provinces of State concern and it would be many years before demands would be made for an inter-State approach to such policy arenas -most notably in the development of Commonwealth public health policy some two decades later.
Given the travel commitment required from other commissioners located at a greater distance from Melbourne, it was unrealistic to expect that any such conference would be of short duration. In the event Garvin did not attend the entire conference and his comments attached to the final report indicate that he was not present during key agenda sessions. 
Agendas
Within this context we can see that the late colonial discussion of the problem of inter-jurisdiction mobility of 'habitual criminals' was a vital factor informing the proposal for police co-operation. More generally, we suggest, the familiarity of criminal justice administrators with the international issues of co-operation and innovation, associated especially with people movement and questions of identification, rendered police chiefs conscious of the challenges involved in a world of borders and the increasing capacity to cross as well as monitor them. Such factors shaped the emergence of the first Conference of Police Commissioners, and are reflected in its agenda and discussions, to which we now turn.
The preparation of the Conference agenda lay in the hands of the Victorian Chief Commissioner.
There was little to surprise in its items, given the background we have already considered. The commissioners convened in Melbourne in late October 1903, meeting in the offices of the Victorian Chief Secretary's Department. To a degree surprising today, the proceedings of the conference were widely publicized, with newspapers from both Melbourne and Sydney providing short reports on progress over the 9 days of proceedings. On the opening day, Thursday 22
October, The Age reported that the 'chief subjects ventilated … were the extradition of offenders … and the identification and classification of criminals, a subject which is at present receiving increasing attention in Australia at the hands of those whose business is the detection and apprehension of offenders.' 40 A report in the Argus elaborated -the commissioners were looking for a system of uniform identification, and probably not the Bertillon method, 'which is regarded as being too cumbrous and expensive for general use'. 41 On Friday the commissioners 'sat for an hour and a half … to discuss the interchange of police between the various States'. The objects of such interchange were to 'enlarge the knowledge of police officers in respect to the criminal classes of Australia, and enable them to gain much valuable experience both in criminal methods and organisations, and in the matter of departmental discipline and administration'. The conference was reported to welcome the proposal. The conference continued throughout the second week, concluding on Saturday 31 October. In the final sessions the commissioners 'discussed the draft of the recommendations to be made to the various Governments, and also dealt with a number of matters in which the commissioners will be able to adopt uniform action on their own responsibility.' the problem was indicated in the drift of discussion among the commissioners who proved much preoccupied with controlling the expense incurred in returning offenders to the requesting State.
The commissioners were joined in suggesting that the law officers of the States be requested to consider whether chiefs of police had the legal right to refuse to extradite offenders in cases not wholly a matter of public concern. In the absence of effective State capacity to stop people movements between them, the kind of cross-border intelligence that was encouraged by inter-State exchange of detectives after 1903 was likely to be all the more valued after the High Court's later decision. statutory power be given to the Police of one State to execute warrants in another State'? The commissioners agreed that such a provision would be advantageous in sparsely populated districts 'where police were only to be found on one side of the border line over a very considerable distance.' But this was a matter for legislative action, requiring State governments to harmonise their laws, and the commissioners held the matter over for another time.
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While much of the conference was thus devoted to the implications of the new federal arrangements for operational policing, there was an underlying concern with a contemporary preoccupation, the options available to governments in dealing with habitual criminals. The search here was not for answers to inter-jurisdictional problems but for ideas and approaches to issues of common concern. At Melbourne's Pentridge Prison the commissioners had heard from the Prison Governor, Mr Cody, on the problem of 'inequality of sentences '. 56 In focusing on 'habitual criminals', the commissioners were dealing with a legacy of nineteenth century penal policies confronted by the challenges of new thinking associated with the rise of criminology. The intensive policing and surveillance regimes that had been associated with British penal innovation around the problem of habitual criminals in the 1860s ( an attempt to manage post-release prisoners to reduce the risk of their re-offending) was now in tension with approaches that sought to individualise the habitual offender by way of indeterminate sentencing to specialised institutions. 
Conclusion
In the most penetrating study of the historical conditions for police co-operation Deflem has emphasized the historical bureaucratisation of police as the critical element. He does so in the course of developing a less reductionist understanding of police institutions.
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The historical study of police co-operation within as much as without nation-states is even less well advanced than that of international policing. This article has explored the origins of a formal At the same time he
suggests that any sociological model of internationalization of police work must recognise that national interests remain paramount in shaping the possibility of police co-operation across borders.
The depth of his historico-sociological model of international police co-operation enables us to understand better how long-standing is the phenomenon of internationalization of policing, and how inadequately understood if only by reference to a recent history of 'globalisation'.
67 Deflem, Policing World Society, exercise in co-operation at the turn of the twentieth century. The hiatus after the 1903 Conference of Australian Police Commissioners was likely a signal of the lack of substantial over-riding national interests, a lack that the experience of the First World War would change, as it did more generally the prospects for international policing. But the historical evidence suggests that the origins of the Conference, the formation of its agenda and the constraints on its development are very much shared with the conditions that were shaping international police co-operation. We suggest that these conditions, might be adapted to explain the very fact of the Conference, as well as the substance of its agenda, and the delay in its subsequent development as an institutional expression of police co-operation.
We note in the first place the importance of bureaucratisation in Australian colonial policing. As much as Australian police organisations were legally constituted as subject to the direction of the government of the day, the geographical extent of their jurisdictions and the relative autonomy of their administration made them into formidable organs of state by the turn of the nineteenth century. In this respect the 1903 conference was institutionally more potent than the almost contemporaneous foundation meeting of the Chief Constables Association of Canada (1905), a body that represented primarily and less than comprehensively the interests of municipal police departments.
68 68 As Marquis notes, the CCAC developed as a 'national professional forum' which articulated the concerns of municipal police in a decentralised policing system: Policing Canada 's Century, 54 From these features emerged police leaders who were confident in putting forward to government their own ideas about criminal justice policy. This did not guarantee uptake of police prescriptions, but the bureaucratic strength of these organisations was notable. In their debates with each other and in the evidence of their communications with state functionaries beyond Australian borders (eg with the French authorities in New Caledonia) we see demonstrated the bureaucratic capacity that was the momentum behind the 1903 conference.
Second we would argue that just as nation-state interests commonly acted as a constraint on the independent action of police forces engaged in international or cross-border co-operation, so also the local jurisdiction (in this case State governments) exercised a similar constraint. Although there is not the space to explore the evidence for this here, the longer history of the conferences shows repeated attempts by the State police forces in these commissioner conferences to adopt innovative policy and practice, only to find local political conditions constraining them. 
